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EXDIS 

E.O. 11652: GDS 
TAGS: PFOR, TU, CY, US 

SUBJECT: POLICY ANALYSIS AND RECOMMENDATIONS: ADJUSTING TO POST- 
MAKARIOS UNCERTAINTY 

1 . THE DEATH OF MAKARIOS HAS REMOVED ONE OF THE FEW RELATIVELY 
STABLE FACTORS FROM THE COMPLEX POLITICAL EQUATION IN THE 
EASTERN MEDITERRANEAN. IT IS POSSIBLE THAT THE GREEK CYPRIOT 
LEADERSHIP SUCCESSION WILL BE QUICKLY SORTED OUT, THAT AN 
AUTHORITATIVE LEADER WILL EMERGE, AND THUS THAT INTER- 
COMMUNAL NEGOTIATIONS CAN BE RELAUNCHED WITHOUT UNDUE DELAY. 

ON THE OTHER HAND, AND PERHAPS MORE LIKELY, WE MAY BE FACED 
WITH A PROLONGED PERIOD OF UNCERTAINTY AND THE PROSPECT 

OF RESUMED NEGOTIATIONS INDEFINITELY PUT OFF. THIS WOULD 
RAISE AN IMMEDIATE CHALLENGE TO THE CURRENT COURSE OF OUR 
POLICY: HOW CAN WE REASONABLY INSIST THAT THE TURKS 
MAKE PROGRESS IN CYPRUS WHEN THE GREEK CYPRIOTS HAVE NO LEADER 
WITH A MANDATE TO NEGOTIATE AND WHEN IT IS UNCLEAR HOW MUCH 
TIME MUST PASS BEFORE REALISTIC NEGOTIATIONS CAN AGAIN BE 
CARRIED ON? 

2. WE BELIEVE THAT THE PROSPECTS FOR A PERIOD OF PROLONGED 
UNCERTAINTY ARE SUFFICIENTLY GREAT THAT WE SHOULD CONSIDER 
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POSSIBLE ALTERNATIVES TO OUR PRESENT POLICY. WE ALSO BELIEVE 
THAT SUCH A SITUATION MIGHT PROVIDE A BASIS FOR PERSUADING 
A MAJORITY OF CONGRESS THAT A CONTINUATION OF CURRENT POLICY 
IS NOT BENEFICIAL TO US INTERESTS. WE HERE PRESENT, IN 
ACTION MEMORANDUM FORMAT, OUR ANALYSIS AND RECOMMENDATIONS 
REGARDING THE NEW SITUATION. 
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3. ISSUE FOR DECISION: 

-SHOULD THE ADMINISTRATION, IN LIGHT OF A CHANGED SITUATION 
IN CYPRUS, BE PREPARED TO MAKE AN EFFORT WITH CONGRESS TO 
SECURE ENDORSEMENT OF THE US-TURKISH DEFENSE COOPERATION AGREE- 
MENT (DCA), AND IF SO, ON WHAT TERMS? SUCH AN EFFORT, IF 
DECIDED UPON, SHOULD BE UNDERTAKEN AFTER A REASONABLE PAUSE 
TO ALLOW THE SITUATION IN CYPRUS TO BECOME CLEARER BUT WITH 
AN EYE TO THE CONGRESSIONAL CALENDAR WHICH WE UNDERSTAND 
CALLS FOR ADJOURNMENT IN THE EARLY FALL. 

4. ESSENTIAL FACTORS. 

-UNTIL NOW, FAVORABLE CONGRESSIONAL ACTION ON THE DCA 
HAS NOT BEEN CONSIDERED POSSIBLE WITHOUT VISIBLE PROGRESS ON 
CYPRUS (I.E., TURKISH CONCESSION). IT HAS ALSO BEEN 
BELIEVED THAT TURKEY WOULD, IN ITS OWN INTEREST, MAKE 
CONCESSIONS ON CYPRUS TO PERMIT CONGRESSIONAL ACTION ON THE DCA 
WITHIN ACCEPTABLE TIME LIMITS. 

-THE COROLLARY BELIEF WAS THAT MAKARIOS WAS NOT ONLY 
WILLING TO SETTLE FOR A CYPRUS SOLUTION ON TERMS LESS 
SATISFACTORY THAN THOSE THAT HAD EXISTED PRIOR TO THE 
TURKISH INTERVENTION IN 1974, BUT ALSO THAT HE WAS CAPABLE OF 
IMPOSING SUCH A SOLUTION ON THE GREEK CYPRIOT COMMUNITY. 

-ANY ELECTED SUCCESSOR TO MAKARIOS WILL PROBABLY NEED 
SUBSTANTIAL TIME TO BUILD UP THE POLITICAL POWER AND 
PRESTIGE NECESSARY FOR HIM TO BE ABLE TO IMPOSE SUCH A 
SOLUTION. (IF THE SEPTEMBER BY-ELECTION OF A SUCCESSOR 
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IS FOLLOWED BY ANOTHER ELECTION IN FEBRUARY 1978, THE 
PERIOD BEFORE AN EFFECTIVE AND DECISIVE GOVERNMENT EMERGES 
IN NICOSIA WILL BE LONGER.) 

-UNDER THESE CIRCUMSTANCES, THE TURKS WILL NOT MOVE 
UNILATERALLY AND THE POSSIBILITY OF PROGRESS TOWARD A 
CYPRUS SOLUTION WILL BE PUT OFF UNTIL AT LEAST MID-1978 
AND PERHAPS LONGER. 

-IF THE APPROVAL OF THE DCA REMAINS TIED TO PROGRESS IN 
CYPRUS WHEN PROGRESS IS IMPOSSIBLE, THE US-TURKISH AND 
TURKISH-NATO RELATIONSHIP WILL CONTINUE TO DETERIORATE AND 
OUR LARGER SECURITY INTERESTS IN THE EASTERN MEDITERRANEAN 
WILL BE IMPAIRED. THE CONTINUED DECLINE IN TURKISH DEFENSE 
CAPABILITY WILL SET UP A VARIETY OF PRESSURES AND PROBLEMS 
WHICH COULD LEAD TO A WEAKENING OF TURKEY'S WESTERN COMMITMENT 
AND FURTHER EMBITTER TURKISH-GREEK RELATIONS. 

5. OPTIONS- THE BROAD CHOICES PRESENTED BELOW ARE BETWEEN 
CONTINUING OUR PRESENT POLICY UNDER THE PROBABLE NEW CIRCUMSTANCES 
CREATED BY MAKARIOS' DEATH OR MAKING A VARIETY OF ADJUSTMENTS 

IN OUR POLICY TO MEET THE NEW CIRCUMSTANCES. 

OPTION A. CONTINUE OUR PRESENT POLICY, I.E., NOT ACTIVELY 
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SEEK CONGRESSIONAL ENDORSEMENT UNTIL THERE IS ENOUGH PROGRESS 
ON CYPRUS TO ELIMINATE THE RISK OF CONGRESSIONAL REJECTION OF 
THE DCA. (VARIANT: ASK FOR UNILATERAL TURKISH CONCESSIONS 
AS A GOODWILL GESTURE TO MAKARIOS' SUCCESSOR.) 

PRO: 

-THE OBJECTIVE SITUATION IN THE EASTERN MEDITERRANEAN 
HAS NOT CHANGED. THE TURKISH SIDE HOLDS MORE TERRITORY 
THAN IS JUSTIFIED AND SHOULD MAKE CONCESSIONS. WITHOUT 
TURKISH CONCESSIONS THE CYPRUS PROBLEM WILL REMAIN 
UNRESOLVED. (WHILE WE PRESENT THIS AS A PRO ARGUMENT- 
ONE THAT WILL BE MADE BY PROPONENTS OF CONTINUING PRESSURE 
ON TURKEY-, IT IS BASED ON WHAT WE BELIEVE TO BE THE 
MISTAKEN ASSUMPTION THAT PUTTING PRESSURE ON THE GOT WILL 
RESOLVE THE CYPRUS PROBLEM.) 
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CONFIDENTIA LSECTION 2 OF 3 ANKARA 5966 

EXDIS 

-FROM THE POINT OF VIEW OF THE ADMINISTRATION'S 
RELATIONSHIP WITH CONGRESS, THIS APPEARS TO BE THE LEAST 
COSTLY COURSE OF ACTION IN THE SHORT RUN. 


CON: 

- THIS POLICY HAS NOT IN ITSELF PRODUCED TURKISH 
CONCESSIONS FOR THE LAST TWO AND A HALF YEARS, AND ITS CHANCES 
NOW ARE FURTHER CUT BY THE UNCERTAINTY IN CYPRUS. 


Margaret P. Grafeld Declassified/Released US Department of State EO Systematic Review 22 May 2009 



Margaret P. Grafeld Declassified/Released US Department of State EO Systematic Review 22 May 2009 


- THERE IS NO ASSURANCE YET THAT ANY GREEK CYPRIOT 
LEADER WILL SOON HAVE ENOUGH REAL AUTHORITY TO NEGOTIATE A 
SETTLEMENT AND COMMIT HIS COMMUNITY TO IT. EVEN IF THE 
WINNER OF THE BY-ELECTION GENUINELY WISHED TO NEGOTIATE AN 
AGREEMENT, THE PROSPECT OF ANOTHER ELECTION IN FEBRUARY 1978 
COULD DETER HIM FROM UNDERTAKING THE POTENTIAL POLITICAL 
RISKS OF SETTLEMENT. CONVERSELY, A SETTLEMENT NEGOTIATED 

BY AN INTERIM LEADER MIGHT POSSIBLY BE DISAVOWED BY HIS SUCCESSOR. 

- THE GOT WILL NOT THROW AWAY BARGAINING CHIPS BY 
MAKING CONCESSIONS OUTSIDE OF A NEGOTIATING FRAMEWORK AND 
WITHOUT A CLEAR TRADE-OFF. 

- THE TURKS WILL NOT UNDERSTAND OUR CONTINUING TO 
APPLY PRESSURE ON THEM FOR PROGRESS IN CYPRUS WHEN THE GREEK 
CYPRIOTS ARE UNABLE TO CONDUCT NEGOTIATIONS ON A SETTLEMENT 
FOR PERHAPS AN INDEFINITELY PROLONGED PERIOD. THEY NO DOUBT 
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WILL REGARD OUR CONTINUATION OF SUCH A POLICY AS BOTH 
UNREALISTIC AND UNFAIR, AND THEY PROBABLY WILL DRAW INFERENCES 
ABOUT OUR AIMS THAT WILL BE FURTHER DAMAGING TO OUR RELATIONS. 

WITH THE PASSAGE OF TIME, TURKISH RESENTMENT OF 
US CONGRESSIONAL PRESSURES IS HARDENING, TURKISH MILITARY 
CAPABILITY TO CONTRIBUTE TO NATO DEFENSE IS DRASTICALLY 
DETERIORATING, AND TURKISH WILLINGNESS TO CONSIDER STRATEGIC 
ALTERNATIVES TO ASSOCIATION WITH THE US AND NATO IS 
INCREASING. 

- CONGRESS IS NOT MONOLITHIC ON THIS ISSUE. IN THE 

LONG RUN, IMPORTANT ELEMENTS COULD BLAME THE ADMINISTRATION 
IF TURKEY TURNED AWAY FROM NATO TOWARDS NEUTRALISM, OR 
BECAME PRO-SOVIET OR PRO-ARAB. 

OPTION B. CONTINUE TO INSIST THAT PRIOR PROGRESS IS 
NECESSARY FOR DCA APPROVAL BUT ADVISE THE GOT OF THE PRECISE 
MINIMUM OFFER IT MUST MAKE TO MEET OUR NEED WITH CONGRESS, 

AND COMMIT OURSELVES TO SEEK CONGRESSIONAL ENDORSEMENT ONCE 
THAT OFFER IS MADE REGARDLESS OF GREEK OR GREEK CYPRIOT 
REACTION. 

PRO 

- IF SUCCESSFUL, THIS COURSE WOULD ELIMINATE THE 

MAIN SOURCE OF DAMAGE TO OUR BILATERAL RELATIONSHIP WITH 
TURKEY AND WOULD RATIONALIZE OUR APPROACH TO OUR SECURITY 
POSITION IN THE EASTERN MEDITERRANEAN. 

- THIS COURSE WOULD MAKE IT CLEAR TO THE TURKS 
ADMINISTRATION IS WILLING TO INVEST EFFORTS IN SEEKING 
CONGRESSIONAL APPROVAL OF THE DCA SIMPLY BEING MANIPULATED 
BY INSATIABLE GREEK CYPRIOTS OR THE GREEK LOBBY. 

- SUCH AN ARRANGEMENT WOULD TEND TO DAMPEN 
TURKISH FEARS THAT WHATEVER PRIOR CONCESSIONS ARE OFFERED 
WILL MERELY WHET THE APPETITE OF THE GREEK CYPRIOTS AND THEIR 
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PARTISANS. 


CON: 

- THE US WOULD BECOME A SELF-APPOINTED ARBITER, 

INVOLVED DIRECTLY IN THE SUBSTANCE OF THE MANEUVERING AND 
BARGAINING OVER CYPRUS. 

- EITHER SIDE OR BOTH MIGHT BE ALIENATED BY THE US 
POSITION. 

- THE TURKS, NOT HAVING MUCH CONFIDENCE IN US 
CONSTANCY, MIGHT BE RELUCTANT TO OFFER UP CONCESSIONS 
SIMPLY IN RETURN FOR US AID WITHOUT ANY GUARANTEE OF A 
SETTLEMENT. 

OPTION C. ACTIVELY SEEK EARLY CONGRESSIONAL ENDORSEMENT 
OF THE DCA ARGUING THAT THIS IMPORTANT TO OUR AND NATO'S 
POLITICAL AND SECURITY INTERESTS AND THAT THE UNCERTAIN 
SITUATION IN CYPRUS MAKES CONTINUING LINKAGE UNREALISTIC 
AND COUNTER-PRODUCTIVE. 

PRO: 

- IF SUCCESSFUL, THIS COURSE WOULD ELIMINATE THE 

MAIN SOURCE OF DAMAGE TO OUR BILATERAL RELATIONSHIP WITH 
TURKEY AND WOULD CREATE A BASIS FOR CONTINUED POSITIVE 
TURKISH MILITARY PARTICIPATION IN NATO. 

- THE TURKS MIGHT FEEL OBLIGED TO MAKE CONCESSIONS 
AFTER ENDORSEMENT. 

-EVEN IF THE TURKS DID NOT MAKE CONCESSIONS, 

CYPRUS WOULD BE NO FARTHER FROM A SETTLEMENT THAN IT IS NOW, 

OUR INFLUENCE WITH THE GOT WOULD BE HIGHER, AND OUR RELATIONSHIP 
WITH TURKEY WOULD BE SOUNDER. 

CON: 

- WE WOULD APPEAR TO BE COUNTENANCING TURKEY'S 
HARD-LINE APPROACH TO CYPRUS, ENCOURAGING FUTURE TURKISH 
INTRACTABILITY, AND TEMPTING DISREGARD OF OUR CONDITIONS 
ON OTHER MATTERS. 

- WE WOULD BE VULNERABLE TO CHARGES OF POLITICAL 
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EXPEDIENCY, OF RELEGATING MORAL PRINCIPLES TO A SECONDARY 
POSITION, AND OF TAKING ADVANTAGE OF MAKARIOS' DEATH TO 
SETTLE SHORT. 

- THE GREEKS AND THE GREEK CYPRIOTS WOULD BE 
INCENSED. THEIR RESPONSES WOULD BE EMOTIONAL AND PERHAPS 
DAMAGING TO OUR INTERESTS. 
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EXDIS 

- THE INTERNATIONAL ANTI-TURKISH PROPAGANDA 
CAMPAIGN (NOW FOCUSSED ON HUMAN RIGHTS ISSUES) CONDUCTED 
SUCCESSFULLY BY THE GREEK CYPRIOTS FOR THE LAST SEVERAL YEARS 
WOULD BE INTENSIFIED AND THE US MIGHT ALSO BECOME A TARGET. 
OPPONENTS OF THE DCA IN CONGRESS MIGHT BE GIVEN ADDITIONAL 
AMMUNITION AS A RESULT OF GREEK CYPRIOT EFFORTS THIS FALL AT 

THE COUNCIL OF EUROPE AND THE BELGRADE CSCE FOLLOW-UP CONFERENCE. 

- THE EFFORT TO WIN CONGRESSIONAL APPROVAL MIGHT 

NOT WORK AND ITS FAILURE WOULD FURTHER DAMAGE OUR BILATERAL 
RELATIONSHIP AND OUR SECURITY POSITION. 

OPTION D. SEEK CONGRESSIONAL APPROVAL OF THE DCA ON A 
"CONDITION SUBSEQUENT" BASIS (I.E., THE GOT WOULD BE 

COMMITTED TO TAKE SPECIFIC MOVES AFTER CONGRESSIONAL ENDORSEMENT). 


PRO: 

- THE "PRO” FACTORS LISTED FOR OPTIONS B, C, AND 
D WOULD APPLY. 

- THE ELIMINATION OF PUBLIC LINKAGE WOULD MAKE 
IT POLITICALLY EASIER FOR THE TURKS TO MOVE. 

- A LINKAGE WOULD CONTINUE TO EXIST, HOWEVER, AND 
TURKISH CONCESSIONS COULD BE RELATIVELY ASSURED. 

- IMPROVEMENT OF THE TURKISH-US RELATIONSHIP WOULD 
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NOT, AS THE TURKS VIEW IT, BE LEFT DEPENDENT ON THE GREEK 
CYPRIOTS AND THEIR PARTISANS. 


CON: 

- SOME MEMBERS OF CONGRESS WOULD STILL BE RELUCTANT 
TO AGREE TO AN ARRANGEMENT WHICH WOULD APPEAR TO BE 
ABANDONING LINKAGE. 

- NEGOTIATION OF THE SUBSEQUENT CONDITIONS WOULD BE 
DIFFICULT- AND WOULD INVOLVE US DIRECTLY IN THE SUBSTANCE OF 
THE ISSUE. 

- THE TURKS WOULD BE RELUCTANT TO MAKE ANY 
CONCESSIONS NOT PUBLICLY DEFENSIBLE. GIVEN ITS OWN INTERNAL 
WEAKNESS, AS WELL AS THE WEAKENED AND UNCERTAIN STATE OF THE 
GREEK CYPRIOT ADMINISTRATION, THE GOT MIGHT FIND IT DIFFICULT 
TO MAKE SIGNIFICANT CONCESSIONS EVEN ON THIS BASIS. 

OPTION E. ABANDON THE DCA AND SEEK WITH CONGRESS AND THE 
GOT A NEW WAY OF RESTORING OUR RELATIONSHIP. 

PRO: 

- THE TURKISH DCA IS NOT A PERFECT INSTRUMENT. 

IT HAS BECOME A SYMBOL OF EXECUTIVE-LEGISLATIVE CONFLICT. 

THE DELAY IN ENDORSEMENT HAS AGGRAVATED THE TURKS. 

- A LESS FORMAL BASIS FOR OUR RELATIONSHIP MIGHT 
GIVE US MORE FLEXIBILITY. 


CON: 

- UNDER FORESEEABLE CIRCUMSTANCES THE DCA 
OFFERS THE BEST DEAL WE CAN GET FROM THE TURKS. 

- A FORMAL BASIS FOR OUR RELATIONSHIP IS NECESSARY 
NOT ONLY BECAUSE OF UNCERTAINTIES INTRODUCED INTO THE US- 
TURKISH DEFENSE RELATIONSHIP BY CONGRESSIONALLY-MANDATED ARMS 
TRANSFER RESTRICTIONS BUT ALSO BECAUSE OF INTERNAL 

TURKISH POLITICAL AND ECONOMIC DYNAMICS WHICH HAVE BEGUN TO 
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MOVE THE GOT AWAY FROM THE WEST. 

- ABANDONMENT OF THE DCA WOULD SUGGEST TO THE GOT 
A LESSENING US RELATIONSHIP AND INTEREST. 

- THE PROBLEMS THAT PLAGUE THE DCA WOULD ALMOST 
CERTAINLY PLAGUE ANY ALTERNATIVE ARRANGEMENT. 

FINDING A NEW WAY WOULD INVOLVE FURTHER DELAY 
AND DETERIORATION OF BOTH US-TURKISH AND TURKISH-NATO RELATIONSHIPS 
AND MIGHT IN THE LONG RUN PROVE MORE COSTLY TO THE US. 

6. RECOMMENDATION. WE RECOMMEND THE ADMINISTRATION 
BEGIN PRIVATE CONSULTATIONS WITH KEY MEMBERS OF CONGRESS 
MAKING THE POINT THAT THE DEATH OF MAKARIOS WILL PROBABLY 
INTRODUCE SO MUCH UNCERTAINTY AND DELAY INTO THE CYPRUS 
SETTLEMENT PROCESS THAT OUR PRESENT POLICY IS NO LONGER SUSTAIN- 
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ABLE WITHOUT SPIRALING COSTS TO US-TURKISH RELATIONS AND 
THE TURKISH COMMITMENT TO NATO AND SEEKING TO 
IDENTIFY WHICH COURSE OF ACTION WOULD BE MOST ACCEPTABLE IN 
CONGRESS. OUR PREFERRED COURSE OF ACTION WOULD BE OPTION D. 

SPIERS 
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